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THE ROLE OF TRANSITION ASSISTANCE

EXECUTIVE SUMMARY

The Center for Development Information and Evauation (CDIE) conducted an
evauation of trangtion assstance in 2000-2001. The eva uation examined the role and
activities of the USAID Office of Transition Assistance (OTI) in providing short-term
assisance in the critica two-year period after conflict. The assessment addressed key
questions involving program decison-making, planning, implementation, duration and
effectiveness. The evauators conducted four case studies— in Indonesia, East Timor,
Kosovo and Nigeria— and interviewed numerous key informants familiar with one or
more trangtion programs administered by OTI.

USAID views transtion assstance as a“bridge” between disaster assistance and
development assistance. Simplified procedures, flexible funding and rapid response
characterize trandtion programs. Funding authorities (Internationa Disaster Assistance
and Trangtion Initiatives Assstance funding accounts) enhance flexibility in planning, in
trying out new approaches, and in procuring goods and services.

Decisonsto initiate trangtion programs involved the application of a set of questions or
guiddines, an in-country assessment and consultation with key USAID and other U.S.
Government partners. OTI decisons regarding the 21 programs reviewed were generaly
congstent with the guidelines, except for Honduras which involved a naturd disaster
rather than typica conflict-prone trangtion. The evauation notes that the questions
served more as guideines than as sdection criteria and recommends that decisions be
systematicaly documented for transparency.

Program planning at the centrd office level generdly emphasized activity planning rather
than grategic planning. The evauation recommends that the new OTI srategic plan
identify objectives that are within its managegble interest and develop a performance
monitoring system that tracks accomplishments systematically across programs. Country-
leve planning of OTI programs is becoming more strategic. However, the evaluation
suggests that better integration of OT1 country plans with misson country strategic plans
could help avert the proliferation of objectives, enhance program complementarity,
samplify performance monitoring, and better consolidate Agency performance reporting
at the country level.

Rapid, flexible action and experimentation characterized trangtion program
implementation. Tailored procurement mechanisms supported a rapid response. For
example, the pool of consutants under flexible contracts ready for deployment as needed
and a set of indefinite quantity contracts permitted rapid start-up and implementation.
Integration of field operations support with those of in-country missions enhanced
program integration.



The evauation found that OTI effectively coordinated its programs with the Office of
Foreign Disaster Assistance, other U.S. government partners, and other donors at the field
level. However, coordination with regiona bureau field missions showed a mixed record.
Kosovo provides an effective mode of coordination, but other case studiesindicated
communication and program coordination problems. The eva uation recommends that the
Agency provide clearer guidance to OTI and other mission dements to effect improved
coordination. The guidance should address authority and reporting structures, roles and
respongbilities, program integration and results reporting, and integration of operations at
the field level, among others. While OTI and the central democracy and governance
office coordinated their programs effectively, coordination at the fidld level was mixed,
with both units addressing politica development and in some cases undertaking Smilar
activities. The establishment of the separate centrd conflict office raises another concern
of role and respongbility duplication. Rationdization of roles and responghilities of OTI,
the Office of Democracy and Governance, and Office of Conflict Management and
Mitigation could help the Agency avoid program duplication and better consolidate its
political development efforts.

Mogt of OTI’sinitid 21 programs have lasted three or more years, with severd lasting
five or Sx years. The assessment found that incons stent application of the stated two-
year policy created confusion among regiond bureau and mission staff and affected the
timdiness of program handoff. The evauation cdls for the Agency to darify its policy

on the duration of trangition ass stance, including circumstances under which a program
would be extended or phased down rather than phased out. Planning early for activity
handoff, preferably at the activity design stage, isimportant to ensure gppropriate USAID
mission staff or other partners can assume respongbility, including providing

management and financia resources, to continue trangtion initiatives where gppropriate.

The evauation examined the effectiveness of selected activities a the field level. Three
activities reviewed showed especidly promising results. The media strengthening
initiative in Indonesawas vishle, timely and effective in supporting eections, helping
develop alegd framework for media and building non-governmenta organization
capacity to use mediain accomplishing advocacy gods. The community devel opment
activity in Kosovo effectively introduced basic democratic processes at the grassroots
level while a the same time hel ped war- devastated communities meet recongtruction
needs. The conflict-management training initigtive in Nigeria hel ped Nigerians mitigete
or better manage a number of conflicts at the local level.
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l. INTRODUCTION

CDIE conducts Agency-wide evauations on program and operation topics of interest to
USAID managers and policymakers. In 2000 CDIE initiated an evauation of the role of
USAID trangition assstance with a specific emphasis on the role and activities of OTI.
Trangtion assstance, as used here, refers to the OTl-administered programs that provide
flexible, short-term responses to help advance peaceful, democratic change in conflict-
prone countries. The ass stance has usudly been provided during the critical period after
conflict when countries are most vulnerable to renewed conflict or ingtability. The
assessment centered on the following set of questions:

What has been the role of OTI-administered trandtion assstance? How hasit evolved
over time?

Were decisonsto initiate trangtion programs made in a transparent fashion? Were
the proper guidelines consdered?

What were the strengths and weaknesses of trangtion assstance planning? What was
the relationship between trangtion planning and country strategic planning?

How was trangition assistance implemented in the respective countries? What were
the strengths and weaknesses of the approach? What was the relationship between
OTI and democracy-governance programs?

Was the duration of the transition program appropriate? Were trangition activities
being handed off effectively to other misson or donor devel opment programs?

Did trangtion activities achieve their objectives effectively?

The CDIE assessment includes four case studies and this synthesis report.* The
evauators reviewed documents; conducted interviews with approximately 70 individuals
from USAID, other U.S. government agencies (the Department of State and Nationa
Security Council), other donors and implementing organizations, and assessed operations
and activitiesin four societies: Indonesia, East Timor, Kosovo and Nigeria

Background

The end of the Cold War witnessed an increase in armed conflict or civil wars among
countriesin the developing world, resulting in more complex humanitarian emergencies.

! This report draws upon a draft report prepared by principal consultant Glenn Slocum of Associates for
Global Change and working papers of four field studies conducted by one or more evaluations, including
Jean DuRette, Glenn Slocum and Gene Dewey. Working papers of field studiesinclude: East Timor (PN-
CAN-764), Indonesia (PN-CAN-766), Kosovo (PC-CAN-768) and Nigeria (PC-CAN-770). CDIE

Evaluation Highlights 77 summarize the working papers. East Timor (PN-ACN 765), Indonesia 78 (PN-
ACN 767), Kosovo 79 (PN-ACN 769) and Nigeria 80 (PN-CAN 771).



In the 1990s international development agencies— USAID in particular — saw the leve of
emergency assstance funding rise to unprecedented levels. USAID faced the chalenge of
addressing the increasing number of complex humanitarian emergencies in countries
emerging from violent conflict and ingtitutiona breakdown. The Agency provided
emergency relief (food and non-food assistance such as tents, water, seeds, farming tools
and medica supplies) to save lives and dleviate suffering in these countries. But
additional recongtruction efforts were needed before the launching of longer-term
sustainable development programs.

Recognizing the need for an effective tool to respond to crises and transitions, the USAID
Adminigtrator set up OTI in 1994 to provide short-term assstance during the interim
period between rdief and sustainable development programs. OTI actively engaged in an
increasing number of countries over time and its funding grew from alow of $8.4 million

in FY 1994 to more than $50 million in FY 2000. Over the FY 1994-FY 2000 period the
office programmed nearly $257 million for activitiesin 23 countries. The bulk of funding

— 81 percent —was International Disaster Assistance:?

Approach

The evauation team reviewed numerous program and activity documents, conducted
interviews in Washington and vigited four field Sites. The team interviewed more than 70
individuas from USAID, the State Department, the Nationa Security Council and other
funding organizations in Washington, DC who were familiar with OTI operations and
activities. Theseinitid interviews identified key issues for further exploration and helped
refine questions to guide data collection in the case studies. They dso provided generd
dataon OTI’ srole across anumber of country programs. Visitsto Indonesia, East Timor,
Kosovo and Nigeriainvolved the review of programsin four field Sites and additiond
interviews with mission leadership, OTI gtaff, non-OTI misson gaff, implementing
partners and other donors.

CDIE country assessments usualy examine completed development activities to address
issues of impact and sustainability. Because this evaluation involved operationd issues
and short-term trangition activities, the evaluators conducted assessments during
implementation while knowledgeable OTI gaff were avalable in the countries. Programs
assessed included those with and without an on-site USAID mission. Programs also
varied by the timing of program initiation rdaive to conflict.

Country Program Context

Indonesia

OTl initiated its program in Indonesiain August 1998 in the aftermath of a deteriorating

economy, extensive civil unrest and the eventud resignation of President Suharto in May
1998. Vice President Habibie assumed power while the country embarked on plans for
parliamentary dectionsin mid-1999 and atransition to democracy. Indonesia faced

2 See Annex A, “OTI Budget Allocations by Program and Funding Account,” for details.



serious economic and political chalenges in moving from alargely autocretic, military-
dominated regime to a more open, demacratic rule.

The objective of the OTI program was to assst USAID/Indonesiain supporting the
politica trangtion. Principd activities included eections support, media srengthening,
civil society support, civil-military reaions and conflict mitigation. In addition to its
Jakarta office, OTI set up two regiond offices (in Medan and Surabaya) to manage its
activities. OTI-administered funding through FY 2000 gpproximated $30 million,
including contractor implementation support.

An evduation team visited the country during September 2000 to collect data. The team
vidted severd dtes (Jakarta, Y ogyakartaand Surabaya). At the time of the evauation
phase-out was targeted for September 2001 but the program continued into 2002, its
fourth year in country.

East Timor

OTI darted its program in East Timor in November 1999 in the wake of a devastating
conflict following the August 30, 1999 vote by the Eagt Timorese favoring independence
from Indonesia. The Indonesia- backed militiain East Timor, aided by the Indonesian
army, reacted to the vote by destroying much of East Timor’ s infrastructure, burning 70
percent of the capitd city of Dili, removing extengve property, and laying the areato
waste. More than 60 percent of the indigenous East Timorese (approximately 500,000
people) fled. The U.N. peacekeeping force arrived in September 1999 to restore order;
shortly theresfter the interim U.N. trangtiond government was established. Recovery
was particularly challenging because the non-East Timorese Indonesians had previoudy
held nearly al of the skilled positionsin the territory.

The OTI program aimed to develop the political and economic environment for nation
building and trangtion to independence. Principa OTI activities included trangtion
employment, community stabilization, media srengthening, and support for civil society
organizations. OTI, under the authority of OTI/Jakarta, was the sole on-site USAID
office in the territory. USAID/Jakarta staff managed the mission coffee cooperative
activity for Eagt Timor from Jekarta, visiting East Timor periodicaly. OTI-administered
funding for East Timor through FY 2000 approximated $14 million, including contractor
implementation support.

An evduation team vidted Dili, Eagt Timor in September 2000. At the time of the
evauation, OTI program phase-out was targeted for December 2001. This date dipped to
September 2002. Full handoff was likely to dip into FY 2003 or gpproximately three
years.

Kosovo

OTl initiated its program in Kosovo in November 1998, confined largely to the capital
city of Pristina because of the increasing security problems. Asthe security Stuation



worsened and shortly before the NATO countries launched the air war againgt Serbia,
OTI g&ff departed Kosovo. During the war OTI worked with Kosovars exiled in
Macedonia, helping them prepare for their return to Kosovo. With the June 1999
agreement on Serbian military withdrawa and the arriva of the NATO-provided Kosovo
Force, OTI restarted its programsin Kosovo. The Kosovars and remaining Serbs faced
serious devadtation in the aftermath of the war.

The purpose of the OTI program was to promote locd participation in community
decison-meking and, after the war, address urgent postwar reconstruction needs. OTI
coordinated its program with that of the USAID mission, established in Pristina after the
war. The office sat up anetwork of seven offices throughout the province. Principa OTI
activities included support for community organization, professona and independent
media, and civil society organizations. OTl-administered funding for FY 1999 and FY
2000 gpproximated $ 21 million, including implementation support.

An evauator visited Kosovo in October 2000. He visited four of the seven aress (Pristing,
Pga, Gjilan and Ferizg)) where OTI was operating. OTI| phased out its activitiesin
September 2001 after nearly three years of involvement.

Nigeria

OTl initiated its program in April 1999 in the aftermath of 15 years of military rulein
Nigeria. Generd Abubakar, a moderate military leader, assumed power upon the desth of
Genera Abacha, amilitary dictator, and announced that democratic eections would be
held later in the year. With eections planned for early 1999, USAID rapidly expanded its
program and presence in Nigeria, including starting an OTI trangtion program. The
outcome of Nigeria's latest experiment with democracy was uncertain in light of the
domination by the military in 30 of the past 40 years. The newly dected government

faced enormous chalenges in addition to initiating democratic governance: regiond and
ethnic tensgons, economic ingability, military unrest, and corruption.

The objective of the program was to assist USAID/Nigeriain supporting the political
trangtion to democratic governance. OTI activities included leadership training, civil-
military relations, conflict management, civil society/media support, energy planning and
police strengthening planning. In addition to its Lagos office, OTI set up three regiond
offices (in Port Harcourt, Kano and Abuja) to implement its activities.

An evduation team visted Nigeriain November 2000. The team visted activitiesin four
gtes (in Ibadan, Lagos, Port Harcourt and Abuja). The OTI program phased out in
September 2001, after approximeately two and one-hdf years.



[I. EVOLUTION OF TRANSITION ASSISTANCE

The Office of Trangtion Initiatives was established in 1994 to provide trangtion
assistance in countries emerging from conflict. Its role evolved over time to include
conflict prevention and mitigation. The Agency views trangtion assstance as a“ bridge’
between disaster and devel opment assistance. From areview of anumber of programs,
USAID assgtance, while having distinct functions, forms a continuum of roles.
Trangtion assstance shares some features and activities common to both disaster and
devel opment assistance, as noted below:

Disaster assistance amsto save lives by providing food aid and non-food aid such as
shelter, medical supplies, tools and seeds. It involves arapid, flexible, and short- term
(sx months or less) response. It may aso involve the renabilitation of essentia
infragtructure. Longer-term crises (natural or conflict related) may involve extended
periods of relief implemented aongside trangtion programs. The Office of Foreign
Disagter Assistance (OFDA) manages this assstance.

Transition assistance generdly builds on relief, asssting with recondruction,
particularly through fostering democracy and peace. It involves arapid, flexible and
short-term response similar to that of relief. It may aso support infrastructure
rehabilitation as an incentive to achieve priority community or politica development
objectives. Trangtion assistance Ao initiates seected indtitution and capacity
building efforts that often resemble democracy and governance activities of longer-
term devel opment assistance.

Devel opment assi stance promotes sustainable economic, socid and palitical
development. It involves longer-term investments (often many years) to help partner
countries build the needed infrastructure and indtitutions in the public and priveate
sectors to enhance citizens' economic and socid well-being. It also builds on or
continues effortsinitiated with trangtion assstance that require long-term support to
achieve sustainable results. In-country USAID missons generaly manage these
programs for the respective regiond bureaus.

Since the mid-1990s USAID has been on a steep learning curve to find effective waysto
address trangition and post-crisisissues. OTI was set up to: (a) reverse the gross
deterioration associated with crises, (b) fortify important political trangtions, (c) reduce
the number of emergency demands made on the U.S. government and other internationa
donors, and (d) creste conditions conducive to the resumption of sustainable devel opment
programs.® From the vantage of hindsight, these initia objectives were quite ambitious.

The am to reduce the emergency demands on USAID and the U.S. government generaly
underestimated the potentia for conflict and the difficulty of promoting reconciliation

3 Agency leadership articulated these aimsin communications and speeches when establishing the new
office.
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and maintaining security. The number of complex emergencies over the FY 1995 - FY
1999 period remained high,* with conflict emerging in various aress across the world.

Moreover, Sabilizing or reverang volatile post- conflict Stuations was more chdlenging
and often took longer than anticipated. Indeed, civil wars continued or recurred in a
number of assisted countries— for example, Angola, Colombia, the Democratic Republic
of the Congo, Liberiaand SerraLeone. Initidly OTI leadership viewed itsrole as very
short-term — not to exceed six months — like disaster relief programs and consistent with
the Internationd Disagter Assistance (IDA) funds being used at that time. But within the
fird year, the office’ s |eadership recognized the need for longer support. Indeed, one of
OTI's earliest programs (Rwanda) lasted just over five years, from November 1994 to
December 1999.

By the end of FY 2000 the office' s stated misson was to assist transition countries

during the critical two-year period when they were most vulnerable to renewed conflict
or instability.®> The vision aso broadened to encompass conflict prevention in countries at
risk of precipitous deterioration into violence (e.g., Zimbabwe in January 2000).

The Agency’ s response to crisis and trangtion Stuations has involved both OTI and
regiond bureau programs. For example, in nearly al its 21 programsinitiated over the

FY 1994-FY 2000 period,® OTI managed programs aongside on-site mission programs.
An exception was Serra Leone, where OTI done managed programs. In East Timor, OTI
served asthe on-ste USAID presence with the USAID misson managing the coffee
project from Jakarta. In Kosovo, OTl initiated its program before the air war, with the
regiond bureau misson established after the war.

During the early 1990s USAID regiona bureaus also used various gpproachesto criss
gtuations, usng acomhbination of development and disaster assstance. The Greater Horn
of Africalnitiative, established in 1994, is one such program that attempted to link relief
and development more effectively to address the continuing humanitarian crisesin that
part of Africa. The Africa Bureau later developed the integrated strategic plan to program
al USAID resources to achieve the strategic objectives in a country, covering the three
phasss of rdlief, transition and longer-term development.”

Over time, OTI assumed an increasingly important role in responding to conflict-prone
gtuations worldwide; its funding level dso increased five times from the initid 1994
level of $3.4 million level. Often OTI wasthe principd, if not the only, available funding
source when the numerous unexpected crises or politica trangtions developed. As one
senior democracy and governance manager noted, because of its flexible and readily
available funding OTI was called upon to support eections, an area where substantia
USAID capacity existed within the long-term democracy and governance program.

4 USAID/Bureau of Humanitarian Assistance information on the number of complex emergencies follows:
FY 95, 17; FY 96, 11; FY 97, 13; FY 98, 13;and FY 99, 16.

° USAID, “Office of Transition Initiatives 1999-2000 Report,” January 2001.

6 See Annex B for alist of programs and their durations.

7 See Annex C for details on other approaches.
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Interviews and case study dataidentified flexible funding and rapid response gpproach as
comparative advantages of OTI in addressing crisis or rapidly developing political
trangtions. A comparison with an earlier non- OTI gpproach to trangtion highlights these
advantages. During the 1992- 1995 period USAID/Mozambique supported that country’s
trangtion from war to peace using amix of reief and development assistance. A CDIE
evauation found that while the misson effectively supported the trangtion, the lack of
flexible funding and implementation procedures hindered the speed and adequacy of

USAID’ s transition response.® The evauation dso indicated that the rigid
compartmentaization of funding and procedures hampered USAID’ s ability to move
effectively from relief to development.

Funding Authorities

OTI wasinitidly authorized to use IDA account funding for its activities, which provided
for flexibility and notwithstanding authority. Section 491 of the Foreign Assistance Act

of 1961 (the FAA) authorized the use of IDA funds for internationd disaster relief and
rehabilitation, including disaster preparedness. Annud gppropriations legidation for
USAID added the term “recongtruction” to the relief and rehabilitation purposes of IDA
funds. The FY 2001 appropriations legidatior” included, for the first time, a separate line
item for Trangtion Initiatives (TI) assstance, providing $50 million for "internationa
disaster rehabilitation and recongtruction assstance.” Thisincluded assstance "to
develop, strengthen, or preserve democratic ingtitutions and processes, revitalize basic
infragtructure, and fogter the peaceful resolution of conflict.” This line item meant that

OTI no longer competed with OFDA for a share of the IDA account. Nevertheless, the Tl
account language with its politica development dimengon raised an issue on the relation
of OTI-adminigtered trangition programs and democracy and governance programs
managed by regiona bureaus.

In comparison with development ass stance programs that are subject to congressiona
notifications and a 14-day waiting period with potentid holds, OTI programs follow
smplified procedures. The Agency agreed to submit information on new OTI country
programs to Congress. These submissions are not subject to hold, athough OTI adheres
to afive-day waiting period before implementing new programs. OTI can dso shift
activities without re-notification, which according to OTI leedership is an important
feature for responding quickly to changing contexts. Hexibility aso exists for employing
less rigorous program and activity planning within the broad objective of “political
trangtions successfully advanced in priority, conflict- prone countries.” This permits risk-
taking and experimentation with new gpproaches. A large number interviewed
recognized this flexibility to experiment and shift emphases as avauable asst of OTI's
trangition assstance. Some indicated that other Agency offices could likewise benefit
from amilar flexibility.

Section 491(b) of the FAA authorized the use of IDA and the new Tl funds
"notwithstanding any other provison” of law, including those governing procurement.

8 USAID/CDIE Impact Evaluation, Providing Emergency Aid to Mozambique,” June 1999.
9 Section 491 of the Foreign Assistance Act of 1961, revised for FY 2001.
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Thus, OTI, like OFDA, is able to operate in countries otherwise prohibited from
recelving assstance. For example, IDA and TI funds may be used in countries that are
subject to the Brooke Amendment, which prohibits the furnishing of assstance to
countries in arrears in debt service payments to the U.S. Government. Smilarly,
notwithstanding funds may be used in countries where a military coup hasresulted in the
overthrow of ademocratically dected government, such as Burundi.'® However, for
management and programmetic reasons as well as for not raising congressond concerns
that USAID is abusing this extraordinary authority, both OT1 and OFDA use the
authority rardly. USAID’s Office of Procurement (OP) reported that the Office of the
Generd Counsd (GC) has been cautious in counsdling the use of this authority for
procurement purposes. The notwithstanding authority may be used to waive some
procurement regulations. Competition rules are in force but source/origin requirements
may be waived. OP considers requests from OTI source origin code 935 procurement
(“free world”).

Funding authorities are not the only factor enabling a quick and flexible response. OTI
aso manages funds transferred from other accounts without specid authorities™ An
operationd culture emphasizing rapid action and tailored contracting mechanisms are
aso contributing factors. In fact, one knowledgeable contracting officer opined that

OTVI’ sresponsiveness was related more to its “ pre-positioning contractud and assstance
ingruments Srategicaly” than to the availability of the notwithstanding authority.
Contracting mechanisms and other factors are discussed in later sections.

10 While OTI did not have aprogram in Burundi at the time of the evaluation, OFDA did and Burundi
could be afuture candidate.

11 See Annex A, OTI Budget Allocations by Program and Funding Account. For example, in FY 2000, OTI
was managing more than $20 million of non-IDA funds.
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[1l. DECISION-MAKING TO INITIATE TRANSITION
PROGRAMS

The section explores the decision-making process for initiating OTI country programs,
induding use of criteria and transparency of decisons. The andysis of OTI program
decisionmaking indicates an increasingly systematic process over time. Requests for

OTI programs come from other USAID bureaus or externa partners. Generdly the
decison process involvesinitial research, application of a set of questions, consultations
with key USAID and other U.S. government partners,*? and one or more country visits to
inform decision-making. OT! applies the following questions®® as guidelines to better
target its rdlatively modest levels of assstance for high impact programs:

Is the country sgnificant to U.S. nationd interests?

|s the situation ripe for OT| assistance?*

Is the operating environment stable enough for OTI’ s programs to be effective?
Can OTI addressthe key politica development issues of atrangtion?

How likdly isit that program implementation will result in a successful outcome?

Discussion of Findings

From document reviews, interviews and four field vigts, the evauators found that OTI
used these questions as genera guidelines rather than as criteriafor decisonmaking.
Moreover, the application was often informd rather than formalized in documents. OTI’s
country assessment usudly identifies the window of opportunity presented for an
program (“ripe for OTI assstance’), but may not consstently clarify the particular U.S.
nationda interests involved or the nature of the operating environment. Predicting a
successful outcome was particularly difficult to address and often beyond OTI’s control.
For example, semming the conflict in Angola, the Democratic Republic of the Congo,
Liberiaand Serra Leone involved numerous other actors, not just OTI. OTI eventudly
dropped this latter question. The office dso modified the fourth question, appropriately
taking into congderation not only OTI’ s cgpacity but a0 its comparative advantage vis-
& Vvis other bureaus.

The evduators review of the 21 programs, dbeit limited by documentation available on
decison-meaking, suggeststhat OTI decisonsin amgority of the countries are cons stent
with most of the guidelines. However, one stands out: OT!’ srole in the post-Hurricane
Mitch recongtruction in Honduras involves anaturd disaster relief program rather than a
politica trangtion effort. On the other hand, OTI has turned down a number of requests
for assstance, citing specific guiddines. For example, in FY 1999 the office decided not

12 Key U.S. government partners are the State Department (including U.S. Ambassadors and embassy staff
assigned to the country) and the National Security Council but other Departments such as Defense and
Justice may also participate.

13 See Annex D for detailed information on questions Used in 1999-2000. OT! subsequently broadened the
fourth guideline (now “Is OTI best qualified to meet the particular transition needs of the country?") and
dropped the fifth.

1% This question was subsequently restated: “Is there awindow of opportunity.”
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to initiate a program in Cambodia because a trangition toward democracy was not taking
place or in Sudan because of continuing conflict, military sdemate and limited
negotiation efforts. In some cases OTI provided technical assstance to conduct trangition
andysesfor other bureaus, without initiating a country program. Examples include
Burundi, Georgia and Peru/Ecuador.

The evauators reviewed decison-making processes for each of the four case studies,
including the gpplication of the questions to these decisons. Findings are summarized by
below:

Indonesia. OTI used the questions as informa guiddines in deciding to initiate a program
in Indonesia. The three most important factors were the sgnificant U.S. economic,
political and security interests in the country; Suharto’s resignation and the opportunity to
support ademocratic trangition; and a sufficiently calm pogt-crisis environment
permitting reform. Decison-making included consultation with both other U.S. officids
in both Washington and in Indonesia. The informal decisionmaking process alowed
maximum flexibility for quick action, but not for trangparent documentation. Nor were
the questions hepful in guiding program duration planning.

East Timor. OTI aso condgdered the questions in starting its program in East Timor. The
initid assessment, while not a decision-making document, provided the principa
justification for the program. The importance of the East Timor-Indonesiarelationship to
U.S. interests and the opportunity to help establish a stable democratic country were
important factors in the decision. The decision to support U.N. and other donor effortsin
East Timor was based on broad consultation with U.S. and other partners.

Kosovo. The decison to initiate a program in Kosovo met dl five guiddines, dthough
the guiddines were gpplied informaly and loosdy. Peace and dahility in the Bakans,
including resolution of the Kosovo crisswithin Serbia, were important to U.S. nationd
interests in Europe. OTI identified grassroots politica needsit could address, thereby
complementing other USAID democracy/governance programs. The decison included
consultations with U.S. partners and other funding organizations.

Nigeria. The decison to initiate a program in Nigeria, while not documented
systematicaly, is consistent with the questions for engagement. Nigeria, like Indonesia,
was designated as one of four priority countries for U.S. promotion of democracy. U.S.
economic and security interestsin Nigeria are also important. The sudden, unexpected
desth of General Abachain 1998 and the succession of Generd Abubakar, who called for
economic reform and dections, provided an important window of opportunity. OTI
worked closdly with the Africa Bureau and U.S. partnersin designing its Nigeria

program. Nigeria's history of military-dominated politics made a successful outcome
highly uncertain.

As noted above, the decisions to engage involved close consultation with various U.S.
and other partners and are generaly consstent with the guideines, but without
documentation of their gpplication. While informa application of questions may permit
flexibility in decison-making, the informality dso makes it difficult for OTI to readily
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demontrate its adherence to such guidelines. ™ In 2000 OTI agreed to provide Congress
information on new programs and adhere to afive-day waiting period prior to
implementation. This discipline provides the opportunity to clearly justify decisonsin
writing based on criteriarather than informa guideines, without excessive bureaucracy

or dowing the implementation process. As modified, the set of four questions can better
serve as genuine criteriafor decison-making. More systematic use of the criteria could
aso srengthen OTI’ s ability to resst pressure for involvement in unsupportable

gtuations. Relating initid decison-making to estimated program duration could aso
facilitate handoff later on. This point will be further discussed in the section on duration
and handoff.

Recommendation

That OTI systematically document the gpplication of the guiddinesto its decisonsto
initiate country programs. Thiswould clearly demonstrate adherence to the guiddines
and make decision-making more transparent. The documentation could be a part of
the written field assessment or other internd document that judtifies the initiation of a

program.

15The OTI website designates the questions as “ criteria.”
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IV.  PLANNING TRANSITION PROGRAMS

This section examines the planning of trangtion programs, including the relationship
between OTI program planning and country strategic planning. The discussion below
includes both office-level planning and country program planning.

Discussion of Findings

QOTI Panning

Initidly OTI focused on defining its role and developing activities for country programs
rather than Strategic planning. The office' sfirgt strategic plan was agpproved in January
1997.1% The plan established a strategic objective — politica transitions successfully
advanced in priority, conflict-prone countries — and two intermediate results (IRs). The
plan recognized the challenge of measuring performance for trangtion programs and
indicated the intent to evolve an gpproach over time and to rely largely on qudlitative
indicators. The FY 1999 R4 included restated IRs 1 and 2 plus a new process one, IR 3.
See the revised framework below:

OTI Strategic Results Framework ™

U.SNATIONAL INTERESTS

USAID AGENCY GOAL USAID AGENCY GOAL
Lives saved, suffering reduced, and conditions Democracy and good governance grengthenec
for political and/or economic development
re-established

OTI STRATEGIC OBJECTIVE
Political transitions successfully advanced in priority, conflict-

prone countries

y A 4 Yy

INTERMEDIATE RESULT 1 INTERMEDIATE RESULT 2 INTERMEDIATE RESULT 3
Democratic political processesinitiated,
Enhanced citizen security re-established, or expanded Improved targeting of OTI intervention:

16 USAID/BHR/OTI, “OTI Strategic Plan,” November 1996.
USAID/OTI Results Review FY 2000, Figure 3, p. 7. Agency goalsinclude updated language of the

revised Agency Strategic Plan.
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Asinitidly conceptudized, the stated OTI Strategic objective was a a high level and
proved difficult to operationdize for performance reporting. Moreover, the objective
itsalf was beyond OTI’s manageable interest for most trangtion Stuations that involve
multiple actors, including those supporting long-term contributions. The office did not
develop indicators, baselines or targets for monitoring progress at the SO leve. Nor did
the FY 1999 and FY 2000 Results Reports and Resources Requests (R4s) and the FY
2001 annua report discuss progress at thislevd.

AtthelR leve, OTI identified indicators for IR 3 but not for IRs 1 and 2. Nor were
basdlines and targets for monitoring performance set. Instead the R4s largely included
anecdotes, including those from ex post facto assessments, to report on country program
performance (e.g., selected achievements related to civil-military relaions activitiesin
Nigeriaand Indonesid). The FY 1999 and FY 2000 R4sreport on IR 3, a process resullt,
under categories of speed, targeting (re-targeting), resource leveraging and policy
leveraging. However, as with the strategic objective and other IRS, the R4s do not report
progress againgt specific targets. The FY 2001 report reviews progress on country
program objectives (albait designated as targets) rather than on IR targets. It includes
some numerica indicators related to targets dthough it is not clear the targets were
projected ahead of time.

Thus, by and large, performance reporting remains ex post facto and anecdotal rather
than systematic and data- based against projected targets. OTI’ s efforts to develop
indicators and basdines for new programs should help monitor overal impact at the
country program level.*® Ex post facto evaluations or assessments that generate data
within aframework providing for pre- and post comparisons (e.g., before/after state) may
help overcome the absence of basdlines and data for ongoing country programs.*® But
reporting will il require the establishment of an appropriate monitoring system that
assesses performance across country programs.

Some have questioned whether program performance reporting at the office levd,
including the establishment of indicators and targets for assessing progress, is possble
for OTI’strangtion programs. They cite the unpredictable nature of crises or conflict-
prone situations, the shorter time frame and OTI’ s gpproach to tailor responsesto a
particular country context as factors impeding the projection of results.

The articulation of a strategic objective(s) that reflects trangtion programsin dl countries
isin principle feasble, but would require identifying a focused objective, meaningful
indicators and systematic data generation. IRs would also need to emphasize broader
results that encompass mgjor OTI interventions. A number called for OTI to focuson
interventions where it had a comparative advantage and could demongtrate results — for
example, media strengthening to mitigate tension in conflict- prone Situations and
community-based reintegration and rehabilitation in post-conflict settings. OTI could

18 Reported by OT!I staff during the May 2002 annual review of transition program results.
19An example of such an approach was Robert J. Morin Jr. and Dan S. Stinson, “ Transition to Long-Term
Development: An Evaluation of the USAID/OTI Program in Kosovo,” November 2001.
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draw from its guide of program options° to define objectives encompassing the impact
that can be achieved through principd activities.

An option for monitoring and reporting on program performance a the office leve isto
concentrate on process or operationa performance aspects that can be reasonably
monitored across countries and programs. OT1 is aready usng some of these indicators
but would need to establish targets, based on experience to date, and monitor progress
systematicdly. Indicators might include time period to set up new programs (speed),
number of new outreach activities and handoff actions. Plans and performance
monitoring for trangition country programs could be integrated with USAID country
grategic plans (e.g., as a specid objective or IR contributing to a SO in the country
drategic plan) where USAID regiond programs exis, or established separately where
OTI isthe only USAID entity operating in a country.

OTI programs contribute to both the humanitarian and democracy/governance gods of
the Agency Strategic Plan. While stated differently, the OTI Strategic objectiveis actudly
closer to the DG goal. Furthermore, most OTI programs involve activities Smilar to those
supported by DG programs — e.g., support for civil society organizationsin articulating
political issues, media strengthening and eections support. Y et Agency reporting on
palitica trangtionsis not included in the Agency’ s performance reporting on DG
programs. Many OTI activities aso focus on conflict management and mitigation, anew
priority for the Agency and one that may aso involve anew god area and/or new
drategy. The close rdationship of OTI trangtion programs with the DG and conflict
aress raises a concern: Should OTI’ s future plan and performance reporting be more
closdly integrated with gods and reporting in the DG and conflict management and
mitigation areas? OTI’ s development of a new srategic plan provides the Agency the
opportunity to better rationalize trangtion efforts vis-avis these and the humanitarian
area.

Country-levd Program Planning

OTI’s planning of country programs evolved over time, varying by region and country
context. In generd, initid planning involved an in-country assessment that identified
potentia activities and implementing partners. For severd years program planning was
largely an OT] effort in consultation with other USAID offices (OFDA and regiond
buresus) and other U.S. government entities. Increasingly planning is a collaborative or
joint effort involving USAID missions, regiona bureaus, OFDA and the centra
democracy and governance office. Planning o involves extendve consultation with
other U.S. government agencies, especidly the Department of State and the Nationd
Security Council. For example, ajoint USAID-other U.S. government working group
collaborated in planning an overadl U.S. government response in Nigeria.

20 YsAID/OTI, “Guide to Program Option in Conflict-Prone Settings,” September, 2001. OTI also carried
out an exchange with UNDP on local or community development approaches. OTI accelerated efforts
during 2000 to share lessons learned with other USAID offices and devel oped a guide to a number of
optional activities. These lessons, together with other USAID experience in conflict, could be used in
developing an Agency strategy for conflict mitigation.
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OTI's planning at the country level largely emphasizes activity planning, 2* rather than
drategic planning used with long-term development programs. OTI identifies numerous
“objectives’ (which are more amilar to activity results). However, without a specified
monitoring system (including indicators, basdlines and targets), the quality of reporting

on overdl impact has been mixed. In Indonesia and subsequently in other countries, OTI
tracked information on grants to implementing organization recipients (many of which
involved in-kind support for very small activities), monitored outputs, and collected
anecdotes on selected activities. Periodic assessments also identified impact information
(usudly on an anecdota or ex post facto basis as noted above). While the gpproach
permitted quick response and experimentation in an area where the Agency had limited
experience, it was less ussful for demondrating overdl impact of substantive efforts. The
approach aso became less defensible as OTI gained experience and refined a number of
principa approaches and administered larger multi-million dollar programs such as those
in Indonesia, East Timor and Nigeria

OTI’ srecent move to develop strategic plans for each country program, including
performance monitoring systems with basdlines for measuring performance, could
facilitate sysematic impact monitoring. It may also reduce the need for interim program
evaduations. But it sill may not permit the reporting of overal USAID performance a the
country leve if the trandtion programs and monitoring systems are not better integrated
with the country strategic plans, a concern discussed below.

The evauators noted that the record is mixed on the integration of OTI program planning
and other USAID drategic planning at the country level. While OTI attempted to relate
its programs to USAID country strategic plans, the link was often informa or confined to
the planning stage only, even where OTI and other country programs shared common
objectives. In two cases (Indonesia and Nigeria) thisled to dud performance monitoring
systems aswell. Inthe FY 1999 R4,2 OTI reported on links with country strategic plan
performance reporting. But, by and large, OTI results reporting remains separate from
country program monitoring. Where included, USAID mission reporting on OTI
contributions was more ad hoc than systematic. This complicated the Agency’s ability to
fully and efficiently capture theimpact of al USAID programsin the country trangtion
context, especidly in areas (e.g., civil society development and dections) where both
OTI and other mission programs (usudly DG) shared objectives. Closer planning for and
monitoring of OTI programs within country srategic plans dso facilitated handoff. This
was especidly true for those inditutiond development activities where OTI implemented
afirg sage of along-term effort (e.g., media strengthening in Indonesia) or piloted

Z1gection 201.1 of the USAID ADS, August 31, 2000 provides these definitions: “ Planning is the process
that we use to identify appropriate results, develop approaches to reach them, assign needed resources,
organize ourselvesto achieve, and identify the means to measure progress. Strategic planning refers to that
part of the planning process where goals and objectives are defined and approved and performance
measures are identified. Activity planning defines the specific outputs needed to achieve agreed-upon
results and the means for achieving them. Thisincludesidentifying the types of institutions that will
actually produce the outputs, estimating costs, and identifying formal agreements that will be needed to
provide USAID financing.”

22 USAID/OTI, “Results Review 1999, p. 20.
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activities to be continued by the USAID democracy and governance (or other offices)
(eg., the conflict management initiative in Nigeria). Rigorous impact monitoring isless
appropriate for discrete short-term OTI activities (e.g., one-time events or short-term
bridging ativity); output monitoring may suffice

Bdow are summaries of findings of program planning for the four case sudies:

Indonesia. In June 1998 OTI visted Indonesato identify and develop trangtion
activities, consulting with USAID mission and embassy saff. USAID/Washington
decided, againg the mission director’ s recommendation, for OTI’ s participation in
multiple activities and initid use of three of the same implementing partners (NGOs).

The gpproach adlowed for OTI to experiment and shift activities to respond quickly.
However, it aso led to the proliferation of objectives, overlaps with the mission
democracy and governance office activities, and difficulty in reporting the overal impact
of OTI’sprograms. The FY 2000 strategic plan for Indonesia better integrated the OTI
program into the country plan and focused OTI efforts on conflict reduction. This change
hel ped reduce program overlap, ease program handoff and enhance opportunities for
integrated monitoring. However, greeater integration of monitoring systems was needed to
report on USAID resultsin the country and facilitate handoff.

East Timor. OTI undertook an initial assessment in November 1999 to identify and plan
potentid activities, following up with more detaled activity planning. Planning was

carried out collaboratively with the U.N. interim government, other donors and other
USAID offices. In June 2000 OTI collaborated with USAID/Indonesiain developing an
18-month integrated strategic planning framework for East Timor. This framework
incorporated OTI activities and a USAID/Indones a-managed coffee cooperative activity.
However, OTI continued to monitor its program separately from the planning framework,
limiting the Agency’ s ability to report performance on dl results at the country level and
within the plan.

Kosovo. In October 1998, before the air war, ajoint OTI-regiona bureau team carried out
an assessment and identified community improvement activities as a high-priority

activity. The assessment identified arole for OTI in encouraging loca participation in
community decisortmaking. OTI initiated its program in November 1998 but the air war
soon interrupted implementation. During the war OTI worked with refugeesin
Macedonia. USAID established an on-Ste misson in Prigiinain mid-1999, after the war,
and integrated OTI and other misson initiatives. OTI’ s objectives included:

empowerment of citizensto maximize palitical influence in communities, loca

leadership development and resource mobilization to meet community-identified needs.
The USAID/Kosovo strategy for FY 2001-FY 2003 clearly integrated the two programs.
Yet OTI continued to monitor program performance separately and primarily with
anecdotd information. The absence of a performance monitoring system (with indicators
and basdline data) hindered USAID’ s ability to show overall program impact.®

23 See Robert J. Morin, Jr. and Dana S. Stinson, “Transitioning to Long-Term Development: An Evaluation
of the USAID/OTI Program in Kosovo, November 2001. This end-of-program evaluation identified the
need for greater structure in monitoring to determine results achievement objectively. The evaluation
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Nigeria. Planning for Nigeriainvolved two task forces. Thefirs — ajoint Africa Bureau,
the central Democracy and Governance Office, and OTI effort — vigted Nigeriain
August 1998 to assess prospects for trangition and develop an € ections support program.
After the dections, an interagency group — involving representatives from the same

USAID participants plus the Departments of State, Agriculture, Commerce, and Energy?*
— vidted Nigeriato develop a menu of future program options. The interagency planning
process demondtrated a high degree of collaboration, resulting in a close fit of USAID

and other U.S. government plans. The report recommended that OTI support the
USAID/Nigeria democracy and governance objective and take the lead in conflict
prevention in the Ddlta. Initial planning resulted in an integrated program plan. As OTI
further proceeded with implementation, however, the links between OTI’ s activities and
the country drategic plan, including performance monitoring and reporting, became
wesker. Moreover, USAID/Nigeriawas unable to report on OTI’s effort within the
country strategy context asinitidly planned.

Recommendations

That OTI’ s gtrategic framework include a strategic objective and IRs that are within
its managesble interest and a performance monitoring system (with indicators,

basdlines and targets) to track trangtion accomplishments systematicaly across
programs. This could involve greater focus on results achieved through selected
activitieswhere OTI has a comparative advantage.

That the Agency better rationalize OTI, democracy and governance, and the new
conflict and management programs,?® including strategic godls, objectives, activities
and performance monitoring. Such rationdization could help reduce overlgp and
better integrate planning and monitoring in these aress.

That the Agency better integrate plans and monitoring sysems for OTI and other
USAID programs at the country level. Thiswould help reduce the proliferation of
objectives, facilitate program complementarity, smplify impact monitoring, and
consolidate al USAID performance reporting at the country level.

devel oped an assessment framework that moved beyond the reliance on anecdotal information, providing
an approach for future OT| approaches to monitoring community development efforts.

24 The Departments of Defense, Justice and Transportation were also consulted.

5 The reorganization of the Agency in 2001 placed OTI and democracy and governance offices together in
aDemocracy, Conflict and Humanitarian Assistance Bureau. A Conflict Management Office was also
added to the new bureau structure.



V. IMPLEMENTING TRANSITION PROGRAMS

This section examines OTI’ s program implementation and operations and its

rel ationships with humanitarian and sustainable development programs. The discusson
below covers OTI’ s response, procurement mechanisms, authority relationships, saffing
and operations support for country programs.

Discussion of Findings

Rapid and Flexible Response

OTI’s gpproach to implementation is characterized by rapid, flexible action and
experimentation. This developed initidly under strong Agency leadership support for
developing innovative approaches to palitical trangtions following crises or civil wars.
OT]I leadership places priority on rapid, catalytic action and tailoring responses to the
particular country context. The office often addresses more sengtive politica issues—for
example, civilian-military relationsin Indonesia, corruption and civilian-military
relationsin Nigeria, and the development of politica opposition in Serbia. Use of IDA
and TI funds as well as procurement mechanisms tailored for trangtions needs facilitates
the quick, flexible response,

Those interviewed identified OTI’ s ability to respond rapidly as its most gppedling asst.
Many observed that OTI was able to respond more rapidly than sustainable devel opment
programs. Once a decision to initiate a program is made and the U.S. Ambassador
submits aforma request for use of IDA (or TI) funding in the country, OTl moves

quickly to program implementation — including opening fied offices, deploying saff and
executing initia grants. Monitoring information for OTI programsin FY 1999 showed
rapid start-ups — for example, the decision to open (or re-open) an office took 30-45 days,
gaff hiring or deployment, 30-45 days; initiating first grants, 40-90 days, and

implementing grants generdly, 21-30 days.?®

OTI’sflexibility to program funds and explore new gpproaches during implementation is
another pogtive feature identified in interviews. However, some noted that continued
experimentation with new gpproaches without sufficient focus on areas of comparétive
advantage might limit OT1’ s ability to demondrate results effectively.

Procurement Mechanisms

OTI developed procurement mechanisms that supported arapid, flexible response. One
invaved the setting up of the so-called “bull pen” of consultants under flexible contracts
for deployment as needed. On short notice, these consultants provide a variety of services
— initid country assessments, operationd support (e.g., management information system
development), activity design and termination planning.

28 USAID/OTI, “Results Review FY 1999,” p. 24.
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Another mechanism is the set of indefinite quantity contracts (IQCs), known as Support
Which Implements Fast Trangitions (SWIFT) contracts, established for providing
trangtion services. After usng avariety of inditutiona contracts during the initid years,
OTI decided to establish these 1QCs, tailored for rapid response in transition Situations.
Avallable sarvices indude the establishment and adminigration of regiond offices,
provison of technica assistance; procurement of commodities; and development and
implementation of agreements with partner country nongovernmenta organizations
(NGOy9). OTI'suse of the IQCsfar exceeded its expectation: it reached the initia caling
of $25 million within 18 months and expected to reach the expanded celling of $50
million by the end of 2000. Other USAID operating units could access these contracts for
trangtion programs, dthough the evauators found that mission staff were eéther unaware
of the availahility of these contracts for their use or, if aware, thought the mechanism
expensive relaive to other ingtitutional contracts?’

OT1 used the SWIFT contracts effectively to extend outreach beyond the capitd citiesin
Indonesia, East Timor and Niger. Services from regiond offices provided in-kind
technical, procurement and training support for numerous local leve or grassroots
organizations. Mission saff identified locd outreach as a strong feature that
complemented mission efforts centered in the capita city and expanded USAID’s
capacity to identify contacts and important emerging loca groups. The USAID missions
in Indonesia and Nigerian continued support for selected OTI-asssted organizations,
athough using other contracting mechaniams. In Kosovo, OTI established agrant with a
U.N.-affiliated organizatior?® that provided local-level support smilar to SWIFT
services.

Using the SWIFT and smilar procurement mechanisms facilitates work with local
organizations with week ingtitutiona capacity. But even with the considerable contractor
support, OTI staff provided substantiad hand-on efforts. For example, in Indonesia, East
Timor and Nigeria, OTI staff worked directly with numerous small organizations to
strengthen very smal activity proposds. OTI’s program in Indonesailludtrates the
dimensions of such aworkload: during FY 1999 and FY 2000 OTI implemented 346
grants, averaging $5,000 to $50,000 in cost and lasting less than one month in duration.
In Kosovo OTI gaff closely worked with numerous community councils.

OTI dso st up afew larger grantswith U.S. private voluntary organization (e.g., with
Internews for media strengthening and with the Nationd Democratic Inditute for civil-
military relaions efforts, both in Indonesia) or contracts with private firms with specid
expertise (eg., with MPRI in Nigeriafor developing an action plan for strengthening the
avilian-military relationship) for implementing specific programs. Staff oversght time
was involved in managing these as well.

27 Comparing costs of these contracts with more traditional technical assistance contracts was beyond the
resources of this evaluation. However, the SWIFT contracts assume extensive responsibilities for managing
implementation, including providing in-kind support for numerous small partner country local or grassroots
organizations.

28 | nternational Organization for Migration.
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AsUSAID expandsits efforts to address conflict mitigation, there may be aneed for
contracting mechanisms for conflict mitigation that are less cogtly than the SWIFT
contracts, which many misson saff viewed as expensve for long-term use. This
responghbility might fal ether to OTI or the new Agency conflict management misson,
depending on eventud respective role responghilities.

Authority Relationships

The OTI operating unit in Washington has overdl authority for trangtion programs,
induding setting up procurement mechanisms for program implementation worldwide,
approving country programs, goproving in-country grants exceeding $100,000, and
overdl monitoring and reporting respongbilities. OTI1/Washington staff oversee and
support program implementation, traveling periodicaly to the field to support and/or
monitor country programs. On the other hand, OTI field directors have mgor
respongbility for day-to-day program management and delegated authority for gpproving
grants up to $100,000. The relatively flat operationd structure facilitates country program
management and monitoring.

OT]I has established a database for monitoring grants across country programs.
Information collected includes basic grant details such as recipient, objective, expected
outcomes, location, cost, and end of activity assessment. Field saff regularly share this
information and other progress reports with OT1/Washington. The database provides a
ussful means to monitor grant implementation; but, its organization by activities makes it
less useful for monitoring impact or results. Monitoring of impact involved periodic
assessments relying on anecdotd information. As noted in the planning section, this
limited OTI’ s cgpacity to capture overal impact of its programs.

Seffing

OTI/Washingtonis affed largely by asmal number of U.S. government direct hires
(USDHSs) and alarge number of program-funded U.S. personal service contractors
(USPSCs). Fidd offices are staffed by program-funded USPSCs, third-country nationds
and locdl nationals. At startup in FY 1994, the office was Staffed by four U.S. direct hires
(USDHS). In FY 1995, USDHSsrose to six and one USPSC was hired. From FY 1997 —
FY 2000, the number of USDHs stayed at seven. Since FY 1995 OTI hasrelied onan
increasing number of program-funded USPSCs to staff its Washington office. Most
USPSCs have prior development or humanitarian assstance experience, much of it
overseas and with NGOs. Relying heavily on USPSCs in Washington provides flexibility
to change gaff as needs dictate but dso impedes OTI’ s ability to build indtitutiond
capacity in trangtion support. Relying on program-funded staff in field posts permits

both hiring flexibility to meet needs without using scarce operating expense funding.

Operations Support for Country Programs

OTI has used avariety of mechanisms to support staff and field operations. The office
uses USAID/Washingtor+based contracting officers for technica assstance and
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commodity procurement for country programs, but may seek policy advice from misson
fidd-based officers. Legd adviceis handled smilarly. Both Washington and the field
offices have executed persona services contracts for OTI field-based staff. Security
support is generdly provided through interagency agreements (ICASS) with the USAID
mission or U.S. embassy. Support for office facilities and equipment, USPSC housing,
vehicle, and other operations may be provided by OTI-managed contractors (especidly
outside the capitd city), USAID missons, or USAID missonsor U.S. embasses through
ICASS agreements. From the four case studies, the evauators found that integration of
OTI and in-country mission operations support, especidly the co-location of offices,
facilitated more regular interaction and coordination (e.g., in Indonesia and Kosovo),
program integration and activity handoff.

Recommendations

That USAID explore establishing additiona contracting mechanisms for misson use
in mitigating conflict. This could include technica services for assessing potentia or
actud conflict, designing interventions and supporting implementation of conflict
management activities. In addition, OTI could inform field missons that the SWIFT
contracts are also available for misson use.

That OTI integrate its field operations support with those of in-country missons
wherever possible for enhancing integration and coordination.
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VI.  COORDINATION OF OTI AND OTHER PROGRAMS

OTI usudly works with other USAID entities in implementing field programs, including
OFDA in post-conflict Stuations and regiond bureau field missons in various conflict-
prone contexts. Variant mode s include Kosovo, where OTI worked aongside OFDA but
preceded the establishment of amisson, and East Timor, where OTI served as the on-Ste
USAID office. OTI aso coordinates programs with USAID Democracy and Governance
Offices, both a the Washington and field levels. The office dso collaborates with other
partners. The discussion below covers the various relaionships.

Discussion of Findings

OTI and Rdief Program Coordination

Asnoted in Section |1, OFDA manages relief assstance and initidly shared afunding
source (the IDA account) with OTI. The evauators found from interviews and other
sourcesthat OT1 and OFDA implemented complementary programs and generdly
coordinated effectively. With earlier programs, the respective office roles may have been
less clear — eg., in the Bakans where both implemented similar recongtruction activities.
On the other hand, the nature of the “relief to development continuum” itsdf dso blurs
role diginctions. Over time OTI emphasized politica development activitieswhile
OFDA retained itstreditiond relief role,

The evduators found numerous examples of effective coordination. OTI and OFDA
collaborated in providing relief and conflict-mitigating assstance in the troubled province
of Aceh, Indonesia. OTI’ s ex-combatant demohilization and reintegration activities
complemented OFDA’ s post-war resettlement programsin the Philippines. In Serra
Leone, when the protracted conflict and sharply fluctuating violence precluded OFDA
operationsinitidly, OTI initiated innovative programs to reduce violence — for example,
demobilization and reintegration of rebe forces, literacy and vocationd training, and
civic education. In East Timor, OFDA provided basic relief in the early post-conflict
period, with OTI initiating follow-on support for NGO and community reconstruction. In
Kosovo, OTI teamed with OFDA to provide reconstruction support. While OFDA
intidly had viewed OTI’ s proposed shelter support as undermining OFDA rdlief efforts,
the two offices subsequently defined complementary roles. Accordingly, OTI provided
community-requested roof tiles and bricks to residents in higher adtitudesin Kosovo as
part of its activity to strengthen community interaction practices whereas OFDA
addressed shelter needs of low-dltitude resdents, using plastic sheeting materids and
related relief.

The evauators found that Smilar authority structures and shared operating Styles
facilitate OTI and OFDA program coordination. Authority for both programsis
centrdized in Washington under the new Bureau of Democracy, Conflict and
Humanitarian Assstance.?® Both offices generally provide short-term assistance
following quick assessments and plan preparation. Both value atimely response and rely

29 Formerly the Bureau of Humanitarian Response.
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on contracting mechanisms tailored to support rapid responses. OFDA has focused its
response on providing commaodities to address basic needs such as food, water, shelter,
medicine, seeds and agricultura tools. OTI’ s response remains more varied (activities
range from commodity support to indtitutiona capacity building), experimenta and
tallored to the country context than OFDA’s but the office increasingly builds on
approaches and activities used esewhere. Findly, both have actionoriented saff (many
in OTI had prior disaster relief experience). By and large, their shared objectives and
operdaing syles facilitate both communication and program coordination.

OTI and Other Mission Program Coordination

The evduators found that the relationship between OTI and sustainable devel opment
programs, while improving over time, ill faces chalenges. Andysis of information

drawn from interviews, case studies and other evaluations suggests the need for improved
coordination of OTI and other mission programs. Many USAID gaff interviewed,
including a number of misson directors, cited coordination problems. The
characterization of OTI operations as resembling “an idand more than a bridge” reflects
thisview. The case sudies of Indonesa and Nigeria provide indght into coordination
issues. Lessons from these cases are summarized below:

Indonesia. Numerous factors initialy supported rivary rather than coordination between
the OTI and misson democracy programs. One was USAID/Washington's decison to
launch a broader OTI program than recommended by the misson director. Another was
the differing structures, roles, and lines of authority for program management under the
respective bureaus (the Democracy, Conflict and Humanitarian Assistance Bureau, which
managed transition assistance, and the Asaand Near East Bureau, responsible for other
USAID programs). A third factor was the lack of understanding of or appreciation for
each other’ sroles, priorities, and approaches. A fourth factor was the congressiona
earmark designating OTI as implementer of development assistance funds programmed
for Indonesia. Findly, other factors were related to different staff background,
experience, and leadership styles.

New USAID mission leadership improved coordination by integrating administrative
systems; clarifying roles and program responsibilities within the FY 2000 drategic plan,
focusng OTI’ s role on conflict mitigetion and civil-military reaions, and initiating
informa cross-dtrategic objective teams to coordinate al USAID assstance in conflict-
prone areas. Enhanced coordination between OTI and other programs encouraged
program integration and cooperation.

Nigeria. The high leve of collaboration between OTI and other USAID entities that
characterized the decison-making and initid OTI program planning stages became less
effective as implementation proceeded. Relocation of OTI outside the mission, the
disagreement between OTI and the mission executive officer on operationd and
procurement issues, and the structural and authority roles and rel ationships impeded
effective coordination and communication. Less than optima collaboration during
implementation of the conflict-management activity dowed the development of program
synergy. Subsequent to the evaluation, both offices took maor steps to improve
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communication and better integrate their respective programs in preparation for OTI’s
departure. The improved program coordination and integration facilitated the hand-off of
the conflict-management activities.

Another evduation, conducted by OTI-funded consultants, aso identified coordination
concerns.

Bosnia and Croatia. The evaduation report recommended: “OTI should continue to
improve its coordination with the USAID country missions to complement the U.S.G
objectives. Improved communication and cooperation are needed at al levels of the
OTI/USAID reationship.”*°

On the other hand, one case study shows an effective mode of coordinating relief,
trangition and sustainable development programs.

Kosovo. Factors contributing to this success included: placement of authority for the
trangtion program under the misson director, amisson director management style that
provided sufficient independence for OT1 to manage activity implementation, agrategic
plan that closdy integrated OTI and other mission activities, a shared understanding
among OTI and sugtainable development staff of their complementary rolesin achieving
shared objectives, and office co-location in a shared building. Partners viewed OTI as
part of the USAID presence rather than as a separate entity.

Another case study demonsgtrates a distinct and useful modd for coordinating USAID
trangtion assistance without a conventiona on-ste USAID misson:

East Timor. OTI served as the on-gte presence for USAID in East Timor. While under
the overall operating authority of USAID/OTI in Jakarta, OTIl/East Timor played alead
rolein coordinating USAID assistance with the interim government, the on-site U.S.
Embassy officer-in-charge, other donors, and visting USAID/Indonesia saff. The
approach permitted USAID to play an important role in the trangtiond territory without
Setting up a conventiond misson. It dso minimized the coordination and authority
concerns observed in other locations where OTI operated within alarger on-site USAID
mission. The applicability of this modd esewhere would depend on various factors,
including the sze of the country, U.S. foreign policy interests, and the nature of the
USAID program.

The evduators identified differences in the cultures and authority relationships of OTI

and long-term sustainable devel opment programs that made cooperation challenging.
These involve time orientation (rapid, short-term ams of OTI versus long-term goa's of
sustainable development), approach (action and risk-taking versus the more ddliberate,
methodologica gpproach characterizing complex indtitutiona development efforts), saff
(consultants with short-term relief and trangition programs versus career employees or
contractors with long-term devel opment experience and skills), and bureau authority
relaionship (OTI is under the authority of the centrd DCHA Bureau, while other mission

30 Maureen Taylor, “Final Evaluation of OTI’s Programsin Bosniaand Croatia,” page 7.
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gaff work under the field mission director, who has delegated authority from aregiond
bureau). But in trangtions that involve amix of short-, medium- and long-term programs
improved coordination and communication are essentia to develop mutud
undergtanding, build ownership of OTI initiatives, and integrate dl USAID efforts. This
isan areafor continued effort on the part of both OTI and development program
managers.

OTI and Democracy/Governance Programs

This section examines the relationship between OTI and Agency democracy and
governance (DG) programs. OTI’s organizationd links and culture are closer to relief
than development, but its development objectives are closer to those of the Agency’s
democracy and governance (DG) offices. Both OTI and DG programs address political
development issues and contribute to Agency democracy and governance goas. Both
provide assistance for eections support, media, civil society, transparency and
governance issues and civil-military relations. In the latter case, OTI funded an expert in
avilian-military relations to work with the centrd DG office.

OTI'smandate is to support distinct but complementary effortsto regiona or central
bureau DG programs®! In generd, DG programs focus on long-term sustainable
inditutiona development while OTI programs emphasize short-term efforts. But in some
ingances, OTI efforts may involve short-term activities as well as indtitution-building
efforts— eg., strengthening the media legd framework and reforming civilian-military
relaionsin Indonesiaand creating a national NGO network in Nigeria. OTI aso supports
non-DG areas such as conflict mitigation and security — e.g., mine action and
demobilization and reintegration of military personnd. In areas where both DG and OTI
areinvolved, DG usudly focuses on nationd-leve inditutions and policy, while OTI
emphasizeslocd, often emerging or grassroots, organizations. However, the digtinctions
are not clearly or consgtently drawn — for example, with elections support programs.

OTI and the central DG office coordinate their respective programs. Moreover, while
vauing OTI’srole, DG leadership indicated concern about potentia or actud program
overlap. For example, in eection programs DG offices, with their considerable
experience and capacity would take the lead. Y et OTI has been involved extensvely in
supporting dections— for example, OTI provided dections support in Indonesia, East
Timor and Kosovo — aongsde the misson’s democracy office. In some cases, OTI
instead of DG may fund elections activities because of its readily accessble funding
source.

At thefidld levd, the evauators found that OTI and DG roles and respongbilities have
not aways been clear, resulting in duplication. For example, during the first yeer in
Indonesia, OTI’ s election and civil society activities were Smilar to those of the mission
DG program. In Nigeria, while OTI’sand the DG’ s program roles initidly complemented
one ancther, over time OTI developed initiativesin relative isolaion, leading to

confusion and overlgp. OTI often hands off programs to misson DG offices; for

31 BHR/OTI, “Office of Transition Initiatives Strategic Plan,” November 1996, p. 7.
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example, the Indonesia DG office continued OTI’s media strengthening initiative and the
Nigeria DG office planned to continue OTI’ s conflict management initiative. Program
coordination becomes especidly important to enable the USAID mission to assume
repongbility for and put mechaniams in place to continue trangtion initiatives that
require long-term efforts to maximize impact.

As noted in Section [1, the FY 2001 appropriations legidation for establishing the
Trangtion Initiatives (T1) funding account raises a question on the relationship between
DG and OTI programs. The legidation indicated that Tl funding would be used “to
develop, strengthen, or preserve democratic ingitutions and processes....” Clearly this
language suggests overlapping objectives and roles between DG and OTI.

The Agency’ s reorganization in 2001 places the DG and OTI offices in the same bureau.
With their shared palitica development objectives, clearer ddinestion of roles and
relationships could occur. One question is whether the Agency should develop one
democracy and governance strategy embracing both DG and OTI politica development
efforts to better monitor and report on Agency politica development activities Agency-
wide.

The establishment of the Office of Conflict Management and Mitigation (CMM)
adongsde OTI in the DCHA Bureau raises another question of program overlap. What
will be the relationship between OTI’sand CMM'’ s strategies and programs. Integration
of the roles, strategies and programs of these two offices could facilitate better
monitoring and reporting on Agency conflict mitigation programs, aswell as reduce
potentia duplication.

Coordination Between OTI and Other Partners

USAID actively coordinates its programs with other U.S. government agencies,
particularly the Department of State (and American Embasses at thefidd levd), the
Nationa Security Council (NSC) and, where appropriate, the Department of Defense
(DOD). Cooperation with DOD increased in August 2000 with the Sgning by DG, OTI
and DOD of a memorandum of understanding agreeing to undertake “ cooperative and
complementary approaches to design, implementation and evaluation of programs that
will strengthen the &bility of civilian governments to oversee and control the activities of
their militaries and defense sectors”

The evduators found strong support for OTI’ s role and programs among other U.S.
partners. The State Department and NSC colleagues, as does OTl, place apriority on
political issues and short-term solutions. Indeed, a number interviewed pointed out the
contrast between OTI’ s ability to act rapidly and the downess characterizing other
USAID development programs. State colleagues were particularly supportive of OTI's
quick responses in the aftermath of crisesin East Timor and in Aceh, Indonesia. While
generdly very positive, U.S. partners both in Washington and the field indicated OTI’s
tendency to represent its operations and programs as separate from those of other USAID
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offices. U.S. partners generdly hold USAID mission directors responsible for al USAID
programsin a country, thus expecting USAID units to speek with “one voice”

OTI dso actively coordinates its programs with other bilateral donors and internationa
funding organizations at the field levd. By and large, donor partners viewed OTI’srole

as pogitive and important in initiating post-relief efforts. Some also recognized OTI's
limitations in addressing conflict or politica development issues that require long-term
approaches based on in-depth analyses. In dl four countries visited, OTI provided bridge
or complementary funding for donor activities or helped identify promising loca

partners. A high level of coordination took placein East Timor with other donor partners
as noted below:

East Timor. In the aftermath of the referendum for independence, USAID, through OTI,
was the principa donor able to assess needs, target assstance and initiate the post-relief
recongtruction effort quickly. By closdly coordinating its assstance with other donors,
OTI was able to get interim activities operating until funding from other donors became
available. Initid assstance packages for restarting 26 NGOs enabled these organizations
to work with the UN interim government (UNTAET) in determining priorities and
nation-building issues. The Trangtion Employment Program provided funding for initia
community recongtruction activities until the World Bank and UN funding were
available. OTI collaborated with UNTAET, the World Bank and Canadain rebuilding
and strengthening media capacity in the country. Coordination with other donors was
extensve.

Recommendations

That the Agency provide clear guidance to OTI and mission leaders to ensure
effective communication and coordination between OT1 and other mission eements.
The guidance could emphasize the importance of OTI’s becoming an integra part of
the mission team and support operations. It could also encourage unified program
plaming, implementation, and results reporting wherever feasible. If such guidance
came from ahigh leved within the Agency, it would more likely encourage
compliance by dl bureaus. In Kosovo and Bosnia, OTI reported to the USAID
mission director, which resuted in better program and operations coordination. More
recently, OTI and some missions have developed memoranda of understanding that
st out roles and program responsibilities. These are congtructive gpproaches to
improving coordination.

That the Agency better rationdize democracy/governance, conflict management and
mitigation and OTI programs to minimize overlap and maximize impact. For

example, the DG units could consistently take the lead in eections support while OTI
focuses on conflict mitigation usng media during ection. Or, OTI could support
community or grassroots development for recongtruction purposes while DG units
concentrate on long-term inditutiona development efforts such as civil-military
relaionships at the nationd level. The establishment of clear roles and respongibilities
of OTl and DG programs & the field level could dso help avoid program overlap and
enhance program complementarity.
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VIl. DURATION AND HANDING OFF TRANSITION PROGRAMS

This section looks at the duration of country transition programs and handoff of OTI
initiatives to other entities for continuation or further development. USAID and OTI
leadership initidly expected OT]I activities to be limited to Sx months, Smilar to the
guideline for OFDA short-term emergency programs. But OTI leaders soon redlized that
trangitions would require longer periods. By 1996 the targeted time frame shifted to two
years or less.*? By 1999 the targeted duration reported was two to three years.>3 OTI’s
May 2002 annual report indicates an approximately two-year period.®* Theintent isto
provide cataytic short-term assistance during the critica period when countries
undergoing trangition were most vulnerable to renewed conflict or ingability.

Discussion of Findings

A review of program duration of 21 country programs initiated through FY 2000 reveds
adifferent picture, as summarized below:>°

Duration Number of Programs
0-1year

1-2years
2—-3years
3—4years
4 —5years
5-6yeas

WWOoOON B

Only three programs lasted two years or less, with the mgority of programs lasting three
or more years. In recent years the trend is downward. For example, of five new sartsin
FY 1999 and FY 2000, one lasted less than two years; three, between two and three
years, and one, alittle over three years. While the Agency enjoys flexibility in usng
trangition resources for extended periods, inconsistent application of the stated policy
creates confusion between USAID and other partners on the role of transition assistance.
It 0 raises the question of the Agency’ s use of trangition assistance as a subtitute for
development assistance for addressing fundamenta issues of conflict that require long-
term indtitutiona approaches.

Program duration is dso related to effective handoff. Promising OTI short-term
initictives that are either pilot efforts or the first phase of along-term development
activity require effective handoff to another entity to redize sustainable results. Initidly
OTI paid limited attention to handoff. Over time the office recognized that planning for
handoff isimportant to ensure that the mission or other donors continue successful
initiatives and that OTI can phase out in atimely manner. Interviews and case sudies
identified examples of both effective and ineffective handoff. Haiti, an early program, is

32 YsAID BHR/OTI, “Office of Transition Initiatives Strategic Plan,” p. 15.
33 USAID/OTI, “Results Review FY 2000,” p. 2.

34 USAID/OTI, “FY 2002 Annual Report,” May 9, 2002, p. 3.

35 See Annex B for Duration of OTI Programs.



often cited as the least effective experience. Handoff for Guatemaa, a subsequent
program, was smoother and timelier. The case studies cited below reved mixed resultson
duration and handoff:

Indonesia. Initidly OTI was scheduled to phase out in September 2000, after
approximately two years, expecting to hand off key tranditiond initiatives to other
mission offices. But neither OT1 nor mission leedership dedt sysematicaly with handoff
during the initid assessment or implementation. The duration of the OTI program
continued to lengthen, going from one to three years and, more recently, to more than
four years. Contributing factors included the strong support by other U.S. entitiesfor a
continued OTI presence, continuing emergence of violent conflict in various outer idands
of Indonesia, and dday in planning for and initiating handoff of a number of OTI
initiatives. The lack of aclear and consstently gpplied Agency policy on duration
encouraged the misson and regiond bureaus to delay in establishing dternative
mechanisms for managing OTI initiatives that merited continuation. The ddlay resulted in
OTI involvement in deeply rooted politica issues— such as aivilianmilitary, ethnic and
Sectarian relations — that contribute to conflict and require longer term ingtitutiona
development approaches, beyond OTI’s mandate.

East Timor. OTI planned for the handoff of its short-term activities generdly as part of
the respective activity designs. This contributed to timely handoff of itsfirst year
initiatives. However, over time the program was extended from two to three years.
Factors contributing to the extension included uncertainty about future USAID
involvement in the developmert of East Timor, strong support by the USAID mission

and U.S. ambassador (in Indonesia) for a continued OTI presence, congressional support
for East Timor, and absence of aclear and congstently applied Agency policy on
duration and handoff. The lack of such apalicy provides Agency flexihility, but so
contributes to the postponement of establishing aternative mechanisms to manage OTI
initiated activities that need to be continued.

Kosovo. OTI supported activities in Kosovo as part of its Y ugodavia program, beganin
mid-1997, and initiated a separate program in November 1998. The program lasted
goproximatdy three years. Planning for handoff was timely in spite of the uncertain
unfolding regiona political Stuation. Moreover, close coordination between OTI and
other mission gtaff facilitated a smooth handoff. Handoffs dso involved other donorsin
supporting OTI-initiated community improvement councils

Nigeria. The OTI program lasted approximately two and one-hdf years. The handoff of
sved initiaives— initid training for officias dvilian-military relaions and dectric

power — occurred on schedule. Planning for handoff wasintegra to the design of a
number of activities such asthe civilian-military relaions and the police strengthening
effortswith OTI respongble for the first phase and other U.S. entities managing later
phases. On the other hand, ineffective communication and coordination between OTI and
other misson programs dowed and complicated planning for handoff of conflict
manegement and media activities.



These cases together with anecdota data from interviews indicate the need for USAID to
address duration and handoff concerns. OTI established atwo-year program target but,
until recently, operated programs much longer. Many programs were extended in the
absence of a clear and consstently applied Agency policy on duration and the need for
handoff of promising programs. While OTI increasingly plans for handoff of initiatives
that merit continuation by USAID missons, missors likewise need to recognize that
trangition resources are additive and may require other resources, both management and
financid, to continue them.

Recommendations

That the Agency clarify its policy on the duration of transition assstance. This could
include guidance not only on the expected time frame but dso the identification of the
circumstances under which a program would be extended or phased down rather than
phased out. Establishing a clear understanding on duration at start-up could facilitate
timely phase-out. It could aso ensure that trangition assstance is used congstently
with its mandate and where it has a comparative advantage — during short periods of
two-three years in countries emerging from or moving toward conflict. A
memorandum of understanding or Smilar communication between OTI and regiond
bureaus (and the participating field mission) could document such an understanding.

That OTI plan early for activity handoff, preferably at the activity design sage.
Planning needs to be closely coordinated with the gppropriate USAID mission staff or
partner who will assume activity management or expansion responsibility.



VIIl. EFFECTIVENESSOF TRANSTION ACTIVITIES

This section examines the effectiveness of OTI’ strangtion efforts. It identifies generad
findings that cut across programs and discusses selected activities that showed promising
initia results. Data.on activities is largely anecdotal .

Over the FY 1994-FY 2000 period, OT! initiated transition programsin 21 countries,®’
managing resources totaing more than $250,000,000. Activitiesinitiated fdl in three
areas — citizen security, democratic politica process and a combination of the previous
two — as listed below.*® OTI’s activities mainly focus on democratic political
development aress, athough the breadth of activities reflects the experimentd, country-
by-country approach pursued.

Citizen Security Democratic Political Processes

Reintegration of Ex-combatants Civil Society Deveopment

De-mining Trangparency/ Good Governance

Support for Internaly Displaced Civilian-Military Relations
Persons

Both Citizen Security/Democratic Political Processes
Humean Rights
Natural Resource Policy Reform
Community Impact Activities
Women
Children and Y outh
Managing Interethnic/Interfaith Conflict &
Fogtering Reconciliation

Cross-cutting Findings

Rapid and Flexible Response

OTI’s ahility to respond quickly and flexibly isamgor strength cited by numerous
USAID ¢aff and othersinterviewed. OTI is often able to move far more quickly than
longer term development programs because of their flexible funding, action-oriented
operating style and supporting contracting mechanisms. Post-conflict Stuations, where
expectations are especidly high, benefit from immediate action to qudll hodtilities and
demongtrate positive outcomes of peace.

36 Asnoted earlier the absence of a comprehensive monitoring system limits OTI’ s ability to track progress
systematically across activities. In the absence of such data and time constraints for data collection, the
evaluators relied on available OTI-conducted impact assessments of selected activities and anecdotal data
collected during short field visits.

37 See Annex B for list. OTI also supported activitiesin Macedonia through the Bosnia-Herzegovina
program.

38 OTI, “1999-2000 Report.”



The evduators found that OTI’ s quick response in East Timor was an important factor in
semming further economic deterioration and ingability in the aftermath of the conflict
following the independence referendum. In this case, USAID, through OTI, was able to
initiate activities quickly at the critica juncture before other donors' post-rdief funding
was avalable In mid-1998 in Indonesia, OTI’ s quick assessment and initiation of media
grengthening efforts helped air politica issues and complement other USAID mediaand
election support efforts. In Nigeria OTI’ srapidly initiated good governance training
provided atimely and useful foundation for newly ected officids assuming leadership
roles. In Kosovo, OT!’ s flexible response facilitated community engagement in
recongtruction activitiesin the critical post-conflict period.

Moreover, the need for fast action on post-conflict Stuations may outweigh potentia
cogsor risks. OTI’s experience in East Timor demongtrates this lesson. OTI's quick
provision of assstance to loca NGOs effectively enabled East Timorese to participate in
initid reconstruction and nationbuilding efforts. However, the rgpid response dso led to
implementation problems, including the lack of maintenance capacity and spare parts for
newly provided equipment and questions about recurring costs. On baance, however, the
benefits of helping stem further political and economic deterioration with rapid response
outweighed the drawbacks noted. OTI addressed the problems subsequently.

Expearimental and Pilot Activities

Ancther characteristic of OTI’ s gpproach to trangtionsisits willingness to “think outside
the box,” trying out different or non-maingtream approaches and risking engagement in
what some viewed as more paliticdly senstive activities— e.g. support for groups airing
sengtive political issues and civilian-military relations. The T1 funding alows greater
flexibility in programming. In addition, OTI leadership encouraged staff to try new
gpproaches, seemingly less congtrained by existing Agency strategic objectives. Agency
leadership also encouraged experimentation. Finaly, the Agency and other donors had
yet to build abody of knowledge on what works and what does not in conflict- prone
gtuations.

OTI has emphasized agrassroots, loca gpproach, more so than mainstream democracy
and governance programs. For example, in numerous countries— Haiti, Rwanda, Kosovo,
East Timor, and Indonesia— OTI worked at the local or community level, supporting
community organizations, emerging NGOs and other groups to engage citizensin
planning for and monitoring reconstruction activities or airing political issues. In Kosovo,
OTI supported the formation of community groups for participating in decisons on and
monitoring of local recongtruction projects and, eventudly, for airing politica issues
related to eections. In Nigeria, OTI’ s conflict management workshop training engaged
numerous representatives of loca organizations to address conflict at the local levd.
Many OTI programs a the loca or community leve actively targeted greater women's
participation. Of particular note was OTI’s Women in Trangtion Program in Rwanda that
contributed substantially to rebuilding women's lives in Rwanda*® By emphasizing the

394annah Baldwin, “An Evaluation of USAID/OTI’s Women in Transition Initiative in Rwanda,” June
1999.
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locd- or community-level approach in many countries, OTI’ s activities expanded
USAID’s outreach during recondruction, conflict mitigation or politica development
efforts.

Traditionally USAID had not worked on civil-military relations, largely because of
datutory prohibitions on working with the military. However, srengthening civilian
inditutions to manage the military is critical to successful democratic trangtionsin
countries such as Nigeria and Indonesia, both with long histories of military rule. OTI
took the lead in initiaing civilian-military relations programs in these two countries,
collaborating with the central DG office.

OTI gaff recognized the importance of media activities in post-conflict Stuationsto
inform citizens quickly of peace and democracy building efforts. OTI has ectively
supported media capacity building both for independent and balanced reporting on
conflict and palitica issues and for dection campaigns. OTI’s pilot initiatives in conflict-
prone societies were important to learning what media activities work and do not work.

Promising I nitiatives

In the four case Sudies, the evauators examined severd activities that showed promising
intid results. These are discussed below:

Indonesia- Media

The resgnation of President Suharto in May 1998 ushered in press freedom and a burst
of news media activity. Recognizing the window of opportunity and building on
experience in the Balkans and dsawhere, OTl initiated a media strengthening effort in
Indonesiain 1998, allocating $6.6 million to this area during FY 1999 and FY 2000.%°
Media activities supported infrastructure, programming, lega framework developmernt,
and capacity development activities. OTI engaged a U.S. private voluntary organization
(Internews) to provide manageria and technical training for journaists and radio
producers, equipment for 50 radio stations, modd radio programming, and technica
assistance to the nationa parliament to assist with media law development. The
objectives were to enable the media and OTI-supported NGOs to better articulate
messages on politica issues.

The CDIE evauators found the media was effective in supporting the eections, helping
develop alegd framework, and building the capacity of NGOsto use mediain
accomplishing their advocacy and related goas. An externa evauation found thet “the
muilti-faceted voter and civic education campaign of FY 1999 reached a high percentage
of the Indonesian population with its messages of participation and democracy.”** The
voter education campaigns increased peopl€e s confidence in the purpose of the eection
and encouraged the electorate, especialy women, to vote according to persond beliefs.

0T his amount reflects OTI’ s allocations for “media strengthening” only. “Elections support” and “civil
society support” initiatives also included media activities.
41 Elizabeth Osborn, “Impact Assessment of OTI/IndonesiaFY 1999 Program,” April 10, 2000, p. 16.
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The voter education campaign, using public service announcements, reached 140-180
million televison viewers. Announcements in tabloids and print reached gpproximeately
23 million individuds. In addition, journdists and producers reported upgraded skills,
induding skills for eection reporting, as the most important result of the OTI-financed
traning.

The OTI-supported loca polling center developed capacity to provide information on
voting patterns nationwide. The surveys became the building block for the USAID
misson to monitor progress on airing issues during dections. A number of the NGOs
launched post- dection media activities, focusing on governance and regiona autonomy
issues. Another outcome was the development of a print press law, assisted with OTI-
funded technica expertise. Thislaw facilitated the establishment of more than 200 new
publications. The modification of broadcast laws facilitated the approva of five new
televison gtations. Other results included the development of a code of ethics for media,
radio productions on important political issues (e.g., government policy on the role of
parliament), improved NGO media watch activities and strengthened capacity of
numerous NGOs to use media— radio, television, print as well as dternative mediasuch
as posters and puppet shows — to enhance communication and outreach.

The evauation concluded that the mediainitiative was visble, timey and effective.
Moreover, the linking of short-term assistance with inditutionbuilding initiatives (such
asthe legd framework development) built an effective base for media. OTI handed off its
media srengthening initiative to the USAID democracy and governance office, which
continued to support indtitutiona development.

K 0sovo — Community-Based Activity

The OTI initiative amed to help Kosovars form community-leve organizations —
Community Improvement Councils (ClCs) — that represented their membersin
identifying and implementing locd, amdl-scae improvement projects. The activity
facilitated group formation, interaction and decision-making practices and provided
grants as an incentive and ameans to develop democratic organizationa skills. OTI
alocated $6.6 million for grantsto CICs over the July 1999 — September 2000 period.

The CDIE evduator identified promising results of the CIC initiative. OTI assstance
helped form more than 220 CICs that in turn identified community improvement needs,
decided on priority activities, obtained salf-help resources, and monitored
implementation. The activity engaged an estimated 30,000 — 40,000 Kosovarsin the
implementation of avariety of community improvement activities. In the absence of
basdine data, assessment of overal program impact on the development of democratic
practices was difficult. Anecdotd information provided examples of successful
community interaction and decision-making on community improvement efforts. Many

of the CICstook on alife of their own, supporting the growth of grassroots democracy in
aregion where both grassroots decision-making and democracy itself were not part of the
higtorica or culturd norm. The CIC gpproach aso filled the vacuum in the absence of
loca government by helping communities learn organizing principles and dampen an
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dlitist tendency to vest power in asmall number of traditiond lesders*? Other donors also
adopted the CIC modd to establish community-level priorities, providing an additiond
$4 million to support CIC recongtruction projects.

OTI dso assged the CICs in conducting surveys on community issues to be debated for
the municipa eection campaigns. More than 130 CIC members competed in Kosovo's
fird-ever democratic loca eections and 25 won seats.

In late 2001 externd evaluators assessed the contribution of the CIC activity building
democratic politica practices. The evauation identified four developmenta stages of
community interaction — nascent, emerging, expanding, and mature — and found that
most communities and local governments were entering the “expanding” stage®® That is,
governance structures were elected and beginning to operate, grassroots community
organizations were independently articulating needs to dected officids, loca
communities indicated that accountability and transparency were becoming more
important, and communities were beginning to address diversity in representation.
Councils were adso learning to communicate their concerns and priorities to the
international community, thereby helping donors better respond to loca needs.

The CIC activity aso made important contributions to recongtruction in the aftermath of
the war. Recongtruction results through September 2000 included: 74 schools repaired or
built; 9 roads improved and 5 bridges repaired or reconstructed; 27 water systems
repaired; 2 factories rehabilitated; 6 sewage systems repaired or built; 6 hedlth clinics or
hospitals repaired and supplied; 13 postwar community clean-up projects completed; 6
centrd heating systems ingaled or improved; 15 community and/or youth centers
repaired; 18 buses and 8 garbage trucks provided; equipment for rebuilding 500 houses
provided; and new roofing for 250 houses supplied. An important indication of
community commitment was their contribution of $2 million in cash and in kind to
supplement the OTI recongtruction funds. Based on close monitoring and the extensive
activitiesimplemented, OTI estimated that a million people would ultimately benefit
from the CIC improvement efforts.

The CDIE evauators concluded that the community development approach effectively
introduced basic democratic processes at the grassroots level, while at the sametime
helped war- devastated communities meet reconstruction needs. Using grants for
community-identified infrastructure as an incentive and a means to facilitate community
organization is an important approach for achieving a combination of political and
recongtruction objectives. By encouraging communities to obtain multiple sources of
funding and assistance to complement USAID support, the activity discouraged
dependence on a sole funding source and boosted confidence and capacity to achieve
community improvement needs. The CIC gpproach in Kosovo is an important tool for
addressing post- conflict reconstruction chalenges.

42 0TI, “OTI Impact Assessment of Kosovo,” April 2000.
“3Robert J. Morin, Jr. and Dana S. Stinson, “Transitioning to Long-Term Development: An Evaluation of
the USAID/OTI Program in Kosovo,” November 2001.

40



Nigeria— Conflict Management

Conflict related to ethnic differences, religious affiliation and access to resources was
widespread in 1999 in the aftermath of the shift from military to democrétic rule. Violent
outbreaks resulted in hundreds killed in the North or southeastern Delta and threstened
political ability and the fragile democracy. OTI provided grantsto loca organizationsto
hold interactive, participatory workshops for groups with high potentia for conflict and
to train trainers in conflict mitigation. Through October 2000 OTI supported workshops
in 9x conflict- prone geopoalitical zones, training 1,200 Nigerian trainers. Approximeately
$2 million supported this effort through FY 2000.

The evauators found this activity showed promising initid results. Results included
changed attitudes of individuals, changes in inditutions (including police, legidative
bodies, and palitica parties), and prevention or reduction in violent conflict anong loca
groups. For example, as aresult of the efforts of adrama group from Ibadan, prevailing
attitudes of “readinessto fight” shifted to nonviolent ones. Another result was changed
police attitudes on dedling with conflict in Oke Ogun. One police commander was so
enthusiastic he subsequently initiated conflict resolution training for police nationwide.
Results aso included the gabilizetion of the long-standing Ife-Madakeke fight thet earlier
government interventions had failed to quell in March 2000.

On the other hand, the evauators found the need for follow-up workshopsto reinforce
positive results. The initiative often involved a* one shot” activity where a group would
recelve a grant for aworkshop without a clear monitoring plan or follow up activities.
OTI supported little replication for “spread effect.” The evauators noted that activities
flowing from workshops — such as peace mediation committees — need nurturing,
including supplementary funding, and course corrections before they can be put on
autopilot.

But on baance the conflict management activity demondrated postive initid resultsin
the areawhere USAID 4till had limited experience. Follow-on effortsin Nigeria could
enhance the potentid to achieve lasting results from OTI’ s short-term investmen.
Dissamination of lessons learned on managing and mitigating conflict could extend
impact as well. The evauation recommended that |essons learned be shared with Sate
and loca governments, other donors, U.N. agencies and NGOs for accelerating the
learning process throughout Nigeria. Participatory workshop training for conflict
management may aso be applicable to other areas in Nigeria, such as developing a
nationa or defense srategy, engaging military and legidative leaders on civilian-military
relations issues, addressng animosity, and building teamwork for good governance a
state and local levels. Findly, the evauators noted that effective collaboration between
OTI and permanent USAID mission offices — particularly the democracy and governance
office— isimportant to ensure that promising initid results of this activity are continued.
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IX.  SUMMARY OF FINDINGSAND RECOMMENDATIONS

Decision-making to | nitiate Transtion Programs

Findings

OTI used a st of questions as generd guidelines rather than as criteriafor decision
making on engagement in a country. The review of the 21 programs indicated that OT]
decisonsin amgority of the countries are consstent with most of the guiddines.
However, one stands out: OTI’ srole in the post- Hurricane Mitch recongtruction in
Honduras involves anaturd disaster relief program rather than a politicad trangtion

effort. Decisons to engage in the four countries involved close consultation with various
U.S. and other partners and were generdly congstent with the guidelines. The gpplication
was often informa rather than formalized in documents. While informa gpplication may
permit flexibility in decson-making, such informality makesit difficult for OTI to

readily demondtrate its adherence to such guiddines.

Recommendation

That OTI systematicaly document the application of the guidelinesto its decisonsto
Initiate country programs. Thiswould clearly demongtrate adherence to the guiddines
and make decison-making more trangparent. The documentation could be a part of the
written field assessment or other internd document that judtifies the initiation of a

program.

Planning Transtion Programs

Findings

At the office (operating unit) level, the OTI Strategic objective of the 1997-approved plan
was at ahigh level and beyond OTI’s manageable interest. The objective adso proved
difficult to operationdize for performance monitoring; OTI did not develop the

indicators, basdlines or targets for annud reporting purposes. At the intermediate results
level, OTI identified indicators for one of the three results but did not set basdlines and
targets for monitoring any of them. Performance reporting largely relies on ex post facto,
selected anecdota information rather than data collected againgt projected targets.
Whereas the OTI strategic objective contributes to both the humanitarian and democracy
and governance gods of the Agency Strategic Plan, performance is reported only under
the humanitarian god. And, findly, the reationship between the OTI conflict mitigation
activities and anew Agency pri